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5 Park Home Avenue 
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North York, Ontario 

M2N 6L4 


Dear Mr. Fleming: 


Background Paper No. 2: Minimal Growth Option 


This is the second in a series of background reports for the Greater Toronto Area Urban 
Structure Concepts Study. The background reports in the series are as follows: 
Description of Urban Structure Concepts; 

Minimal Growth Option; 

Transportation Systems; 

Water, Sewers and Solid Waste; 

Greening/Environment; 

Human Services; 

Comparison of Urban Structure Concepts; 

Public Attitudes Survey (to follow in Fall, 1990). 


Pe SO ee a ee 


The overall study results are presented in a separate report titled Summary Report: 
Greater Toronto Area Urban Structure Concepts Study. 


This paper reviews the objectives, policy levers and impacts of government intervention to 
retard or limit metropolitan growth in various countries, discusses these issues in the 
context of the GTA, as summarized in Section 4.5, and provides observations in the 
context of three basic questions pertaining to this issue. These observations are presented 
in Chapter 5. 


This study breaks new ground by drawing together demand, supply, cost and effectiveness 
findings for three quite different future urban forms for the entire GTA including both 
"hard" and "soft" infrastructure. There is, therefore, little precedent against which to assess 


240 Richmond Street West, 5th Floor, Toronto, Ontario M5V 1W1 (416) 596-1930, FAX (416) 596-0644 
IBI is a group of companies practising professional consulting and is affiliated with BIA Beinhaker/Irwin Associates Architects, Engineers, Planners 


quire i ahd es | " 


| urge ae tains + ” amy, ‘unearth 2 - 


ere ae ural ohana erg du 4 4 “si¥einan Rasa Cws 
J tn sd ee ec ee + ad its ne} yy bei; iY 


aaah he rTM a: KRQpOR Re oe AiR 


at oN ek ae ft wit ahr, ay unite 


ish 


ale i 4d Uo re na tD) ; nt Vy ret b ' aed ayy ita ya i 


Tn La (iret. pid * 
ft 
ae 
i, ih ie ay 7. my r 
‘ bein iF SHO niet) ALRe i 
i i ‘ 
b sar ve ore 
Uta Ait t rt a y it i as, 
i) 
Suri aha q ha a 
hati q 
De i 
i‘ 
ar a as 
eeehen nue meds: 0 
f 
5 ; F ‘ 
cP ail 
J re it Aud a 
: MM if i ae) oy t - A La { af 
; 


'@ ruliy Pre ta i ; t , eo a ee hee x . ite a ys : 1 ‘ad 
ned, ern" Ot eee ie Ol LAalpomind mne etiaule whet isin neh 


¢ 
J i ( 
ty mee Wd PB (Nese tht WEST me ca ae, Pe Arie rR ate) yar 


Be ae Ba a oak 


r 7 ree th ie ag ian dies re hi 


4 AT a +f tie uate bs - rT i j a a 
Woe CT § weet ha ita silk Alt ieee AL int a 


4 i ? he 


F oat ) rye Py , ‘’ puis ty it; aio Ripe Fen a) yi ‘ales (* i) briegsy Wir hidiee if aul 


4 


: cal Pio F ‘WOR ae RI neg er f ul biasgity ate ainetapaats 2 ae 
a SMA (host ie CUO eC re kh Ste i 44 = ut rot THAN ie: Nike: 5 


{ vet - - ~ aed : 
_ ta pe $4 yi ~- ¥ ee ate = 
ria 7 tis > at eee wamina A F 
71 Ae Ty a Fal eas hd Po es ak ry) 7 fT Cad way 
ca Rd *» "7 ._- » ‘ bi. : 


ed paid nic WIG he tial: rr Ane es 
ty my WES Wit pallid Tyea any guilt ies 


ht F ve aie +, VEN == 
fo: Le ‘Ares 


inet : : 4 ort ee 


Mr. E. M. Fleming -2- June 8, 1990 


the results, some of which are perhaps unexpected or at least thought-provoking. The 
results are therefore preliminary, for discussion. If, as the findings are scrutinized and the 
comparison ratings are discussed, a consensus emerges regarding a preferred future urban 
structure for the GTA and/or a process for moving purposefully in that direction, the 
study will have served its purpose. 


The opinions offered herein are those of the consultant and reflect to the extent possible 
comments received from the Urban Structure Subcommittee established for this study. 
They do not necessarily reflect the views of the Greater Toronto Coordinating Committee 
or the governments represented on the Committee. 


We trust that the information and opinions offered will be helpful in the context of the 
study and subsequent planning activities and decisions. 


Yours sincerely, 
IBI GROUP 


oR 


x 


Neal A. Irwin 
Managing Director 
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BACKGROUND AND 
PURPOSE OF 
REPORT 


URBAN GROWTH 
PROBLEMS, 
OPPORTUNITIES AND 
POLICY LEVERS 


Greater Toronto Area Urban 
Structure Concepts Study: 
Background Report No. 2: Minimal 
Growth Option: Executive Summary 


The thrust of the Greater Toronto Area Urban Structure Concepts 
Study is to examine and compare three different urban structure 
concepts for the GTA. It is assumed that the overall population and 
employment of the GTA by the horizon year, 2021, would be similar 
under all three concepts at 6.02 million persons and 3.44 million jobs. 
The focus of the study is therefore on possible reallocation of growth 
and urban densities within the GTA rather than on possibly trying to 
change the overall growth rate of the GTA. 


This background report, Minimal Growth Option, was commissioned 
after the study had begun, in order to address the alternative 
possibility of government intervention to divert growth away from the 
GTA (to other communities in Ontario), thereby providing some 
relief from the problems of rapid growth being experienced by the 
GTA and contributing to economic prosperity in other parts of the 
Province. 


Chapter 2 discusses urban growth problems, opportunities and the 
forces and factors affecting growth. Chapter 3 provides a brief 
description of international experience in attempting to affect growth 
in some of the world’s major cities, while Chapter 4 describes recent 
growth trends in the GTA and the relative importance of various 
factors contributing to this growth. Finally, Chapter 5 presents some 
observations on the minimal growth option as it might apply to the 
GTA. 


Recent literature on urban growth management identifies a number 
of objectives behind movements to retard or cap the growth of a 
rapidly growing area, including the following: 

¢ quality of life; 

¢ environment and natural resources; 


e infrastructure limitations; and 


* costs and cost allocations. 
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Greater Toronto Area Urban Structure Concepts Study: 


Background Report No. 2: Minimal Growth Option: Executive 
Summary 


INTERNATIONAL 
EXPERIENCE 


Municipal, state/provincial and national governments have used a 
variety of measures in attempting to control the overall growth or the 
distribution of growth in urban areas, including the following: 


¢ land restrictions; 

¢ incentives for growth elsewhere; 
¢ development caps; 

* price disincentives; and 


¢ other regulations such as density limitations and zoning by- 
laws. 


The literature suggests that such growth management measures may 
or may not have the desired impact on growth but often have other 
impacts such as: 


¢ increases in the price of land and housing; 


¢ discriminatory effects on young adults, minority populations 
and low/moderate income households; 


8 movement of head offices and other downtown commercial 
activities to other urban centres; and 


¢ acceleration of the movement of industrial firms to rural 
areas or other urban centres. 


The main conclusion drawn from a review of international experience 
is that rapid urbanization continues to occur on a global basis and 
the largest metropolitan centres in most countries continue to grow 
substantially, often at the expense of smaller urban centres, many of 
which have relatively stable populations and economic activity levels. 
The driving forces behind such growth tend to be in-migration from 
the rural hinterland to such major urban centres and/or immigration 
from other countries. 


Examples, briefly described, include London, San Francisco, Sri Lanka 
and Moscow. 


Exhibit 1 in the body of the report shows the projected growth 
trends, as derived by the Greater Toronto Coordinating Committee 
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Greater Toronto Area Urban Structure Concepts Study: 
Background Report No. 2: Minimal Growth Option: Executive 
Summary 


GROWTH TRENDS 
AND OUTLOOK FOR 
THE GTA 


(GTCC) and its consultants during the fall of 1989, and Exhibit 2 
shows the past and projected fertility rates in the Province of 
Ontario, emphasizing the importance of the "baby boom" (born during 
the period 1946-1966) in generating the very high rates of household 
formation experienced during the past decade (and expected to 
continue to the end of the century) and the impact of the subsequent 
"baby bust" in producing smaller households with more adults and 
substantially greater per capita mobility and other infrastructure 
demands. 


The point is made that, while natural fertility was a major component 
of GTA population growth in past decades, it will become steadily 
less significant, to the point that continuing GTA population growth 
will require increasing levels of in-migration if growth is to be 
sustained. Since other parts of Ontario and Canada are experiencing 
the same low population increase rates as in the GTA, immigration 
from abroad is increasingly the dominant factor in determining the 
rate of population growth in the GTA. 


It is pointed out that the high levels of prosperity experienced in the 
GTA since 1940 can be attributed respectively to World War II and 
the postwar recovery period, rapid family formation and high 
immigration and birth rates which created the baby boom generation; 
and the GTA’s increasingly favoured position as the largest 
metropolis in Canada which has benefitted from its proximity to U.S. 
markets, central location in Canada, favourable climate, excellent 
water supply and transportation linkages, and skilled labour force. 
Building on these factors, the GTA has become the prime financial 
centre of Canada and shows similar primacy in terms of 
manufacturing and service activities. 


It would be unwise, however, to assume that continuing economic 
prosperity is inevitable for the GTA. Slumping automotive markets 
and increasing world competition, coupled with the Canada-U.S. Free 
Trade Agreement and other trading bloc changes, suggest that it 
would unwise to assume that the GTA’s economic future will be 
"business as usual". 


While the FTA will ease the flow of goods and services across the 
Canada-U.S. boundary, and is expected to provide increasing 
Canadian access to the larger U.S. market, the reverse is also true. 
The proximity of the GTA and its immediate hinterland to the U.S. 
industrial heartland may be a mixed blessing in this regard. 

Currently, the costs of land, labour, materials and services are 
significantly lower in Buffalo and the Niagara frontier region of upper 
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Greater Toronto Area Urban Structure Concepts Study: 
Background Report No. 2: Minimal Growth Option: Executive 
Summary 


New York state than they are in adjacent parts of Ontario. It is 
possible, therefore, that businesses serving the GTA and southern 
Ontario may increasingly decide to locate in adjacent parts of upstate 
New York, trading off these lower land and production costs against 
slightly increased transportation costs to serve the Ontario market. 


Possible government intervention to divert growth from the GTA to 
other parts of Ontario would quite possibly, therefore, have the effect 
of diverting the growth out of Ontario and into upstate New York or 
other parts of the United States. 


SUSTAINABLE The report discusses the growing awareness of humankind that it 

DEVELOPMENT must tailor its development rates to the capability of the natural 
environment to support such development and absorb its wastes 
without degradation, if the species is to survive in the longer term. 
Evidence of this problem, at the local level, includes increasing 
concerns about air, water and soil pollution and continuing 
urbanization of prime farmlands in and adjacent to the GTA. 
Broader problems include loss of topsoil, possible overharvesting of 
forests, lack of renewable energy resources and environmental 
degradation including acid precipitation, global warming, and loss of 
the stratospheric ozone layer. 


It is pointed out that sustainable development at the GTA level 
would involve the application of improved technology and related 
planning and conservation measures to achieve substantially reduced 
per capita consumption of energy, land, water and other materials 
and natural resources, and correspondingly to reduce the per capita 
contribution to environmental pollution and degradation. Continuing 
growth of the GTA population could therefore be compatible with 
sustainable development, at least over a 30-40 year time horizon, if 
such measures were taken. Over that same time horizon, it is 
possible that the GTA population would stabilize, unless steps were 
taken to increase immigration levels into Canada, as noted earlier. 


SOME Three questions are raised and briefly discussed in this context, as 

OBSERVATIONS ON follows: 

MINIMAL GROWTH 

FOR THE GTA 1. is the minimal growth option for the GTA seen as desirable? 
The report notes that a recent public attitudes survey in Halton 
Region suggests that continuing growth is seen as acceptable or 
desirable, provided that the rate of growth is kept within 
reasonable bounds. The issues of environmental quality and 
sustainable development will become increasingly important, and 
a major policy lever affecting the rate of GTA population 
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growth will be international immigration to Canada, suggesting 
the need for a stronger future interaction among the three levels 
of government (municipal, provincial, federal) to achieve 
coordinated policies recognizing the federal jurisdiction over 
immigration; 


2. if desirable, could the GTA minimal growth option be achieved? 
The report notes that, barring the types of extreme controls 
which have been applied in some totalitarian countries, it is very 
difficult for democratic governments to conceive and apply 
policies which will effectively cap the overall growth of a major 
metropolitan area. If the forces of population in-migration and 
economic momentum are strong for a particular metropolitan 
area, intervention to slow the rate of growth tends to have 
minimal impact on the growth rate but does produce substantial 
increases in land and housing prices. If sources of in-migration 
are drying up and/or economic momentum is faltering, such 
intervention may seriously affect the centre’s growth rate and 
produce substantially greater retardation than originally intended; 


3. would possible benefits from a GTA minimal growth strategy be 
worth the costs and risks of such a policy? The report suggests 
that the risks of such a policy, particularly at this time of 
changing trade patterns and fiscal instability, would create a real 
risk of throwing the GTA into a recession and diverting growth 
to adjacent areas in upstate New York or elsewhere in the U.S. 


The most important policy reasons for government intervention to 
slow the overall GTA growth rate would likely be to provide time so 
that additional infrastructure could be installed to catch up with the 
deficiencies, provide an appropriate level of service to inhabitants, 
and maintain or improve the quality of the environment. All of these 
benefits could be achieved through an accelerated infrastructure 
improvement program and related planning policies affecting urban 
structure within the metropolitan area, as is analyzed under the 
Urban Structure Concepts Study. If infrastructure costs and 
deficiencies, due to rapid growth, are the main motivation for 
proposing steps to retard the overall growth rate, it seems likely that 
the alternative of providing improved infrastructure and related 
planning policies would be a better way of addressing the problem. 
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Greater Toronto Area Urban 
Structure Concepts Study: 
Background Report No. 2: Minimal 
Growth Option 


1. INTRODUCTION 


1.1 BACKGROUND Faced with the problems of rapid urban growth a number of people 
have raised the issue of a "minimal growth" option for the Greater 
Toronto Area (GTA): is it not possible, through government 
policies, to retard GTA growth (either in whole or in some of its 
parts) as a means of addressing its infrastructure, social and 
environmental problems, to the extent that these are growth related? 

Some proponents suggest that a "lid" should be put on overall GTA 
growth. Others suggest that actions should be considered to slow 
down the overall rate of growth (to more "manageable" levels) or at 
least to manage growth more effectively so that it occurs in desired 
parts of the urban area (and not in others) with an appropriate urban 
structure and at desired densities. 


The current GTA Urban Structure Study, of which this report is a 
part, is aimed at examining the infrastructure requirements/costs and 
related qualitative implications of several alternative urban structures 
for the GTA, as input to further work and decisions regarding 
possible growth management in the GTA. The focus in the current 
study (but not this report) is on possible reallocation of growth and 
urban densities within the GTA rather than on possibly trying to 
change the overall growth rate of the GTA. For this reason, and to 
make comparisons among them more valid, the three urban structure 
concepts under study are all based on the same overall population 
and employment levels for the GTA in 2011 and 2021. 


It is quite possible, of course, that the different policies, investment 
levels and social/economic conditions and impacts of these concepts 
could result in different GTA populations and/or employment levels 
by 2011 or 2021. However, as noted in the companion Background 
Paper No 1: Description of Urban Structure Concepts, this would be 
very difficult to quantify and has not been attempted in the current 
study. 


At the same time, the Greater Toronto Coordinating Committee 
recognized that the issue of possible government intervention to slow 
or limit the overall growth of the GTA has been raised as one 
possible way of dealing with burgeoning demand, high infrastructure 
costs and related social and environment impacts of rapid growth, and 
that the issue should be addressed. 
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1.2 PURPOSE AND 
SCOPE OF REPORT 


1.3 SOME BASIC 
QUESTIONS 


Greater Toronto Area Urban Structure Concepts Study: 
Background Report No. 2: Minimal Growth Option 


This report was therefore commissioned to look beyond the possibility 
of managing growth to achieve urban structure/density and related 
changes within the GTA to the more fundamental issue of possible 
broader steps to limit the overall growth of the GTA. 


Chapter 2 discusses urban growth problems, opportunities and the 
forces and factors affecting growth. Chapter 3 provides a brief 
description of international experience in attempting to affect growth 
in some of the world’s major cities, while Chapter 4 describes recent 
growth trends in the GTA and the relative importance of various 
factors contributing to this growth. Finally, Chapter 5 presents some 
observations on the minimal growth option as it might apply to the 
GTA. 


The issue of possible government intervention to slow or limit the 
overall growth of an urban area raises several basic questions, as 
follows: 

1. is it seen as desirable?; 

2. could it be done?; and 


3. if so, would any benefits outweigh the costs and risks? 


Any attempt to address these questions raises a further set of basic 
issues including: 


¢ housing costs and prices; 
* economic impacts; 
* environmental quality; 


¢ equitable treatment of various social and economic groups; 
and 


¢ jurisdictional barriers and level of political will. 
This background report attempts to illustrate basic interactions among 
the above questions and issues with the aim of helping individual 


readers to reach their own conclusions regarding possible answers. 


Numbered references cited in the text are listed at the end of the 
report. 
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2. URBAN GROWTH 
PROBLEMS, 
OPPORTUNITIES 
AND FACTORS 


2.1 PROBLEMS OF 
RAPID URBAN 
GROWTH 


Greater Toronto Area Urban Structure Concepts Study: 
Background Report No. 2: Minimal Growth Option 


Recent literature on urban growth management (1, 2) identifies a 
number of objectives behind movements to retard or cap the growth 
of a rapidly growing urban area. Major concerns regarding the 
impacts of rapid urban growth, as expressed in the literature, include 
the following: 


¢ quality of life: including concerns expressed about traffic 
congestion and long commuting times, overcrowded schools, 
inadequate open space and loss of urban amenities in 
circumstances where infrastructure supply falls behind 
rapidly growing demand; 


¢ environment and natural resources: including negative 
impacts if air, water and soil pollution is allowed to occur, 
and significant depletion of other natural resources such as 
agricultural land, other "green" areas and non-renewable 
energy sources; 


¢ infrastructure limitations: including physical difficulties of 
providing sufficient transportation, sewer/water, solid waste 
disposal, energy, recreational and other "hard" and human 
services at a rate sufficient to keep up with the growing 
demand; and 


¢ costs and cost allocations: difficulties in funding the 
required infrastructure and related investments, and 
concerns about inequities of cost allocation among various 
groups: e.g. original inhabitants and "newcomers"; owners 
and renters of housing; residential population and 
commercial enterprises; and users versus non-users of 
specific facilities and services. 


Other reasons are sometimes cited, but those listed above appear to 
be raised most frequently. 
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2.2 OPPORTUNITIES 
PROVIDED BY URBAN 
GROWTH 


As pointed out by Hans Blumenfeld in his essay "Alternative 
Solutions for Metropolitan Development” (3), the Industrial 
Revolution triggered migration from rural areas to metropolitan areas, 
where the advantages of industrial specialization, scale, diversity of 
jobs and labour and, above all, accessibility, provided economic and 
social opportunities largely unavailable in an agricultural rural 
economy. These opportunities, coupled with rapid increases in 
agricultural productivity during the past century, have reversed the 
pre-industrial ratio of 20% urban to 80% rural, such that most 
developed countries now have about 80% of their population living 
in urban areas. This trend continues strongly in third world countries 
(4), leading to extremely rapid growth of major metropolitan areas, in 
such countries with related problems of "shantytown” development, 
inadequate water/sewer services, overcrowded transportation and 
deficient human services. 


Jane Jacobs, in "Cities and the Wealth of Nations” (5), suggests 
thatmany countries display the "elephant city" phenomenon, in which 
one or possibly two major metropolitan areas continue to grow and 
become dominant in the country while other urban areas are eclipsed 
and may become relatively stagnant. She attributes this trend, in 
both the developed and developing world, to the superior import- 
substituting initiatives of the dominant city, and the tendency of the 
national currency and related economic and regulatory factors to 
favour the more dynamic metropolitan area in its exporting capability, 
thereby increasing its advantage relative to the less dynamic centres. 
She suggests that a possible solution to this problem could be more 
diverse economic and fiscal policies within a country which would 
favour the trading capability of the less dynamic centres as well as 
the dominant one(s), thereby helping to equalize their growth rates 
and reducing the need for cross subsidization from the richer 
centre(s) to the less prosperous ones. 


It is difficult to know whether or not this would have the stated 
effect, but it seems clear that people move to large urban areas 
predominantly because of the superior and more diversified economic 
and social opportunities which become accessible to them and which 
are seen to more than compensate for higher living costs and other 
problems which may be experienced in the metropolis. With some 
exceptions, the largest or “primate” city in most countries in 1900 is 
still the largest city in 1990. Canada, where Toronto supplanted 
Montreal, is one of the exceptions. 
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2.3 FACTORS 


2.4 POLICY LEVERS 
AND IMPACTS 


While natural population increase (through the fertility of the existing 
population) is a factor in urban growth, migration from the hinterland 
and from other countries and cities has been a more significant 
contributor to the growth of dynamic urban centres in many cases. 


The centripetal force of these advantages may, in some cases, be 
counterbalanced by the high costs of moving to, and living in, a large 
metropolitan area. This can be particularly true in times of rapid 
growth, during which the supply of housing and urban services may 
not be able to keep up with the growing demand, such that prices of 
housing and the costs of traffic congestion, etc., may dissuade 
potential newcomers from moving to the metropolis and more existing 
residents than usual may decide to move out, trading off reductions 
in economic and social opportunities for the reduced living costs of a 
smaller community. This centrifugal force, while tending to increase 
during times of rapid growth, may also be affected by demographic 
factors; for example, elderly people retiring from the labour force 
may decide to move to a lower cost community, but possibly one 
within relatively easy driving distance of the metropolis so that access 
to shopping, social and cultural opportunities is still available. 


Municipal, state/provincial and national governments have used a 
variety of measures in attempting to control the overall growth or the 
distribution of growth in urban areas. Among the more frequently 
used approaches are the following: 


¢ land restrictions: including the establishment of greenbellts, 
restrictions on providing serviced land and restrictions on 
the locations where development is permitted; 


¢ incentives for growth elsewhere: including the establishment 
of "new towns" and satellite cities, often coupled with 
infrastructure improvements, attempts to establish industrial 
plants and other employment opportunities in such centres 
or in existing urban areas beyond the immediate hinterland 
of the metropolis; 


¢ development caps: sometimes established in absolute terms 
or often related to sewer/water or transportation capacity; 


¢ price disincentives: through development levies or local 
taxes designed to shift the costs of growth to those living in 
the rapidly growing areas and/or to newcomers moving to 
such areas (although such levies are often imposed by 
municipalities within a metropolitan area with the primary 
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objective of funding local infrastructure rather than slowing 
down local growth); 


¢ other regulations: including density limitations, design and 
performance standards enforced through subdivision control 
and zoning ordinances. 


There is a considerable literature on the application of such measures 
in various urban centres, but the record is less complete regarding 
their effectiveness in retarding or redirecting growth and the other 
impacts they have had. Among the latter, various studies (1, 2) 
describe the following types of impacts from "growth management" 
measures such as those listed above: 


¢ increases in the price of land and housing; 


¢ discriminatory effects on young adults, minority populations 
and low/moderate income households; 


° movement of head offices and other downtown commercial 
activities to other urban centres; and 


¢ acceleration of the movement of industrial firms to rural 
areas or other urban centres, thereby reducing job 
Opportunities within the metropolis and possibly reducing 
average incomes. 


There appears to be some agreement in the literature that growth 
management activity, particularly caps and limits on growth, can 
increase land and housing prices and have adverse effects on city and 
regional economies. There also appears to be agreement that the 
effectiveness and possible adverse impacts of growth management 
activities depend greatly on the specific urban area, its functional and 
economic circumstances, and the manner in which the measures were 
applied. 


However, in general it would appear that limits on the amount of 
new developable land increase the cost of existing available land. 
This in turn most affects those persons or land uses least able to pay 
the higher price. 


Illegal immigration and resulting unregistered population groups 
(which tend to gravitate to large metropolitan areas) also add to the 
difficulty of managing, and even measuring, population growth in such 
areas. 
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3. INTERNATIONAL 
EXPERIENCE 


3.1 DEVELOPED 
FREE MARKET 
COUNTRIES 
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London, England is a good example of an "elephant city", which is 
vastly larger and more economically dynamic than any other 
metropolis in Britain. In the late 1930’s and following the Second 
World War, the London planning authorities attempted to 
decentralize growth by establishing a five-mile-wide greenbelt around 
the existing urbanized area at the time (about 15 miles from the 
centre), and planning a number of "new towns" outside the greenbelt 
to accommodate continuing growth in new centres (14). The result 
was a substantial increase in the prices of both commercial and 
residential space within the greenbelt, as people and jobs continued 
to locate there, creating a supply/demand imbalance and therefore 
higher prices. At the same time, the expected growth in a number of 
the new towns did not materialize to the planned extent, while other 
older communities beyond the greenbelt continued to grow rapidly. 
It appears that the overall result has been continuing growth of the 
London region, possibly with higher prices for land, housing and 
office space than would otherwise have been the case, and with 
longer commuting distances to the centre for those living outside of 
the greenbelt. 


Somewhat closer to home, the City of San Francisco enacted 
Proposition M in November 1986, which limited downtown office 
space approvals to a total of 475,000 sq.ft. annually and placed 
related restrictions on downtown office development. Since that 
time, the vacancy rate has dropped from about 18% to about 10%, 
and some observers state that rents have begun to rise. Since 
Proposition M was promulgated, a number of major companies have 
moved out of the downtown area to suburban locations or to other 
cities, allegedly because of the “anti business" attitude of the City and 
the extreme difficulty of obtaining approvals to construct new office 
space. For example, the Bank of America recently announced plans 
to build a $125 million office complex on a 100 acre site in a 
neighbouring municipality (Vacaville), in spite of the Bank’s having 
been based in downtown San Francisco since 1904. Reasons cited for 
the move included land prices, affordable housing, an available labour 
supply, proximity to San Francisco and the cooperative attitude of the 
Officials in Vacaville. The new complex will provide some 3,000 jobs, 
of which 2,000 will be lost from San Francisco. It might be argued 
that the overall outcome of this relocation is neutral (or bad or good 
depending on one’s viewpoint) for the overall metropolitan area; it is 
unlikely, however, that the outcome was anticipated or desired by the 
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3.2 DEVELOPING 
COUNTRIES 


3.3 COMMUNIST 
COUNTRIES 
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City of San Francisco, which initiated the policy that apparently 
helped to trigger the move. 


The "elephant city” phenomenon is particularly noticeable in many 
third world countries, including Indonesia, Korea, Taiwan, Ecuador, 
Panama, Peru, Chile, Argentina, Brazil and Sri Lanka. 


A number of these countries have attempted to retard or limit the 
population growth in their major city or cities. For example, in 1970 
the Governor of Jakarta declared the capital a "closed" city. In the 
following decade, however, migration to the Jakarta region from the 
rest of Indonesia was the highest ever recorded. 


Similarly, in Mexico City, Seoul, Sao Paolo, Taipei, Bombay and 
Manila, continuing migration to the metropolis has proven to be 
largely beyond control. 


A slightly different experience is quoted in Sri Lanka (4), where 
efforts by the government to upgrade the food, shelter and human 
services available in the hinterland appear to have stabilized the 
percentage of the population living in the metropolitan centre. It is 
thought that this may have been due, however, to the fact that Sri 
Lanka is largely agricultural and there is an absence of heavy industry 
in the metropolitan area to attract rural migrants. The paper quoting 
this experience, by Paul Vining Jr. in the April 1985 issue of 
Scientific American, notes that Sri Lanka is an example of the 
problem faced by governments if they attempt to limit the growth of 
their major metropolitan area: the very steps taken to retard urban 
growth are also likely to retard overall economic growth in the 
country. Since economic growth is seen as essential to providing a 
better life for the country’s inhabitants, there is a strong tendency on 
the part of such governments to opt for growth and let the market 
work in terms of population distribution between the metropolis and 
its hinterland. 


Generally, communist countries (at least until recently) have exerted 
much more direct control over the residential locations and job 
opportunities provided to their citizens. This would suggest that such 
countries would be able to control the overall growth rate and size of 
their major urban areas. 


The Scientific American article referred to earlier (4) suggests that 
such control has been effectively demonstrated in some third world 
communist countries. For example, Havana’s share of the Cuban 
population in 1985 was almost exactly the same as in 1943. The 
government of Viet Nam reduced the population of Ho Chi Minh 
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3.4 CONCLUSIONS 
REGARDING 
INTERNATIONAL 
EXPERIENCE 
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City (formerly Saigon) from 4.5 million in 1975 to 3.1 million in 1982 
accompanied, it is reported, by considerable loss of life among those 
forcibly removed from the city. Similarly, the lowest rate of urban 
population growth in China is found in the large cities of Beijing and 
Shanghai and the areas surrounding them. 


On the other hand, experience in more developed communist 
countries seems to suggest that even the strong regulatory controls 
exerted by communist states may not be able to stem the growth of 
major metropolitan areas. For example, as pointed out by Hans 
Blumenfeld in his paper "The Modern Metropolis" (3) reprinted from 
the September 1965 of Scientific American, the government of the 
USSR in the 1930’s set a planned limit of 5 million on the 
population of Moscow. By 1960, as reported in reference (14), the 
City’s population was 6 million, nearly four times its 1921 population, 
and the population of the Moscow Region was over 9 million. The 
present population of the Moscow Region is about 13 million, 
including the area within the outer ring road, a circle with a radius of 
about 16 km. 


The first conclusion we draw from the relevant literature, as briefly 
highlighted above, is that rapid urbanization continues to occur on a 
global basis and that the largest metropolitan centres in each country 
continue to grow substantially, often at the expense of smaller urban 
centres, many of which have relatively stable populations and 
economic activity levels. Except in the case of some third world 
communist countries and others, such as Sri Lanka, which remain 
largely agricultural, efforts by the national, regional and local 
governments to redistribute growth from the major metropolitan areas 
appear to have been largely ineffectual. 


Where specific local actions are taken to set a cap on growth, there 
is a risk that major economic enterprises may decide to relocate to 
another urban centre (as noted in the San Francisco example above) 
thereby risking an overreaction and a reduction in economic 
opportunities in the affected area. 
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4. GROWTH 
TRENDS AND 
OUTLOOK FOR THE 
GTA 


4.1 GROWTH 
TRENDS 


Exhibit 1 ‘!ustrates graphically past growth trends of GTA population 
and employment and projected future trends. The sources of the 
trend projections, from 1986 to 2021, are the reports prepared by 
Clayton Research Associates Limited and Hemson Consulting Ltd. for 
the Greater Toronto Coordinating Committee (GTCC) in October, 
1989 (6, 7). The exhibit shows the "base case" or most 
probableprojection and the high and low projections. As noted in 
Background Report No. 1 of the current study, all three urban 
structure concepts under consideration in this study assume the same 
overall GTA population and employment totals in 2011 and 2021 as 
shown by the base case GTCC projections, and all three concepts 
assume the same population age distribution for the GTA as a whole 
in those years. 


It can be seen that the GTA population grew from about 2.11 million 
people in 1961 to 3.73 million in 1986, an annual compound growth 
rate of about 2.31% over the 25 year period. The base case 
projection shows about 5.44 million in the GTA by 2011 and 

6.02 million by 2021. This represents an annual compound growth 
rate of 1.52% for the 25 years from 1986 to 2011, and 1.38% for the 
35 years from 1986 to 2021. 


As can be seen, the projected rate of population increase is expected 
to decline in the future, relative to the past, and this trend towards 
slower growth is expected to become stronger toward the end of the 
projection period. For example, the annual compound growth rate of 
population between 2011 and 2021 in the base case projection is only 
1.02%. This reflects the demographic fact that, while there is a 
continuing trend for people to live longer, fertility rates are 
substantially below those required to maintain the existing level of 
population and the surge of births due to family formation by the 
baby boom generation will taper off over the next 10-15 years, such 
that population levels would stabilize and start to decline in about 35- 
40 years unless there were increased levels of immigration. The 
major factors affecting future population levels in the long term 
would therefore appear to be federal immigration policy and 
interprovincial migration trends, as discussed further below. 


Stated in absolute terms, the average annual growth rate for the 
GTA between 1961 and 1986 was about 65,000 persons per year. 
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4.2 FACTORS 
AFFECTING GTA 
POPULATION 
GROWTH 


Under the base case projection, during the 25 years from 1986 to 
2011, it is projected to be about 68,000 persons per year and, during 
the ten years from 2011 to 2021, about 58,000 persons per year. As 
illustrated in Exhibit 1, this reflects an initial increase in population 
growth (due to an increase in in-migration during 1986-91) followed 
by slowing in the rate of future population growth inherent in the 
base case GTCC projections, based on the demographic factors noted 
above. As shown in Exhibit 1, employment growth rate trends are 
similar to those for population, except that employment grew 
substantially more rapidly than population during the period from 
1961 to 1986 reflecting the rapid entry of women into the out-of- 
home labour force during that period. (The employment/population 
ratio increased from about 40% in 1961 to about 56% in 1986.)While 
this trend will persist, it is expected to slow substantially as the 
number of women working outside of the home reaches saturation 
levels during the next two decades. If there were no other 
demographic or economic factors at work, the future employment 
trend thereafter would be expected to be quite similar to that for 
population. 


There are a number of other factors at work, however. An 
important demographic factor is the "greying” of the population owing 
both to continuing increases in longevity and, more particularly, to 
the fact that the "leading edge” of the baby boom generation will 
reach age 65 by about 2011. This means that the proportion of 
retirees among the population will increase substantially during the 
last 10 or 15 years of the forecast period such that, all other things 
being equal, employment would be expected to grow more slowly 
than population between 2011 and 2021, a complete reversal of the 
trend experienced between 1961 and 1986. 


Other economic and social factors at the provincial, national and 
international scale can be expected to influence future trends 
strongly, as discussed in the next section. 


Four sources of GTA population growth can be identified: 


1. natural population increase (which is a function of fertility and 
mortality rates, as discussed briefly in the previous section); 


2. net in-migration from the rest of Ontario; 
3. net in-migration from the remainder of Canada; and 


4. international immigration. 
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As discussed in the previous section, natural increase is expected to 
be a steadily declining source of growth, unless there is a sudden and 
significant increase in the fertility rate, which shows no signs of 
occurring. Exhibit 2 illustrates fluctuations in the Ontario fertility 
rate over the past several decades, and shows the dramatic increase 
in the mid-1940’s (at the end ofWorld War II) which marked the 
beginning of the baby boom and the equally dramatic decline in the 
mid-1960’s (as effective birth control came into general use) which 
marked its end. Demographic projections carried out for Canada by 
Statistics Canada (8) and for the GTA by the Metropolitan Toronto 
Planning Board (9) during the mid-1980’s, indicate that, if there were 
no net migration, the population of Canada, and that of the GTA, 
would tend to stop growing during the next 20 or 30 years, with a 
subsequent decline in population levels if the low fertility rates 
persist. 


For example, the Statistics Canada study shows that, with no net 
migration and assuming a total fertility rate of 1,700 births per 1,000 
women (the present rate for Canada) the population of Canada 
would peak at about 27 million people, during the decade between 
2011 and 2021, and would decline thereafter. A net annual 
immigration rate of about 290,000 per year would be necessary to 
produce a stable Canadian population of 30 million people. This is 
more than double the average net immigration rate to Canada during 
the past two decades. As shown in Exhibit 2, the GTCC projections 
are based on a future fertility rate of 1,636 births per 1,000 women; 
this was the Ontario rate in 1986 and is significantly less than the 
"breakeven" rate of about 2,100. 


Net migration into the GTA will therefore play an increasingly 
important role in its population growth rate. During the period 
1971-1986, it is estimated that approximately 53 percent of the GTA 
population growth came from natural increase and the remaining 

47 percent was contributed by net in-migration from the rest of 
Ontario, the rest of Canada, and from international immigration. 
Since population in the rest of Ontario and the rest of Canada 
exhibits the same low fertility characteristics as that in the GTA, 
these regions are not expected to contribute strongly to GTA 
population growth during the next 20-40 years. Studies of 
interprovincial migration within Canada show that there have been 
major ebbs and flows, reflecting economic conditions: for example, 
there was a substantial net flow from Ontario to Alberta during the 
"energy boom" of the 1970’s and early 1980’s in Alberta; the 1982/83 
recession and the subsequent surge in the Ontario economy saw a 
strong reversal, with net migration into Ontario from the other 
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Greater Toronto Area Urban Structure Concepts Study: 
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provinces which, however, has slowed considerably during the past 
year. 


Of the 54,000 persons per year by which the GTA population grew 
on average between 1971 and 1986, approximately 29,000 were from 
natural increase and 25,000 from net in-migration. During the 25 
years from 1986 to 2011, the GTCC base case projection suggests 
that, of the average annual population increase of 68,000 persons per 
year in the GTA, approximately 26,000 will be from natural increase 
and 42,000 from net in-migration, including an assumed increase in 
net in-migration to 60,000 per year for the period 1986-91. The 
importance of net in-migration is obvious and becomes even more 
significant during the period 2011-2021. Of the average annual 
increase of 58,000 persons per year projected by the GTCC over that 
ten year period, about 21,000 is expected to come from natural 
increase and the remaining 37,000 from net in-migration, virtually all 
of which is likely to come from international immigration. This 
implies that the annual immigration rate into Canada, which has 
averaged about 140,000 persons per year during the past two decades, 
would have to increase to about 250,000-350,000 persons per year 
during the period 2011-2021, in order to maintain Canada’s 
population growth rate at 1% per annum, as calculated in reference 
(8) by Statistics Canada. 


It can be seen, therefore, that international immigration will likely 
become increasingly important as the major source of continuing 
population growth both in Canada and the GTA. 


As noted in Background Paper No. 1 of this study the ratio of 
employment to population in the GTA in 1986 (referred to as the 
Activity Rate in that report) was about 55.7%. The GTCC base case 
projection shows this ratio increasing to 59.9% by 2011 (reflecting a 
continuing increase in the number of women working outside of the 
home) and then a drop to 57.1% by 2021 (reflecting the increased 
proportion of retirees in the population) as discussed earlier. While 
these demographic factors strongly influence the labour force and 
hence the employment market, there are obviously other economic 
factors which will influence the rate of increase of GTA employment. 
These can be divided into two broad categories: 


1. employment growth to serve the growing needs of the GTA 
population (non-basic employment); and 


2. employment growth to produce exports of goods and services 
from the GTA to other parts of Canada and to other countries 
(basic employment). 
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The first of these is largely a function of GTA population growth and 
per capita income levels. The analysis in reference (5) suggests that 
growth of the second type also depends on the extent to which 
import-substitution occurs; that is, the extent to which GTA 
inhabitants are able to create some of the goods and services they 
consume, rather than importing most of them from other regions or 
countries. The resulting economic diversity, innovation and job skills 
tend to influence, in turn, the GTA’s ability to be competitive in 
national and world markets and therefore to export its goods and 
services to those areas. 


The high levels of prosperity experienced in the GTA since 1940 can 
be attributed respectively to: the heavy manufacturing requirements of 
World War II and the postwar recovery period; the return of 
Canadian servicemen and the surge of postwar immigration, 
accompanied by rapid family formation and high birth rates which 
created the baby boom generation; and the GTA’s increasingly 
favoured position as the largest metropolis in Canada which has 
benefited from its proximity to U.S. markets, central location in 
Canada, favourable climate, excellent water supply and transportation 
linkages, and skilled labour force. Building on these factors, the 
GTA has become the prime financial centre of Canada and shows 
similar primacy in terms of manufacturing and service activities. 


It would be unwise, however, to assume that continuing economic 
prosperity is inevitable for the GTA. For example, automobiles and 
auto parts rank high among exports from southern Ontario and the 
GTA. The economies of both areas would therefore be vulnerable 
to potential downturns in the automotive market and competitive 
factors from the rest of the world which are largely beyond our 
control. 


The Canada-U.S. Free Trade Agreement (FTA), as it comes into full 
force during the 1990’s, also makes it unwise to assume that the 
GTA’s economic future will be "business as usual". While the FTA 
will ease the flow of goods and services across the Canada-U.S. 
boundary, and is expected to provide increasing Canadian access to 
the larger U.S. market, the reverse is also true. The proximity of the 
GTA and its immediate hinterland to the U.S. industrial heartland 
may be a mixed blessing in this regard. Currently, the costs of land, 
labour, materials and services are significantly lower in Buffalo and 
the Niagara frontier region of upper New York state than they are in 
adjacent parts of Ontario. It is possible, therefore, that businesses 
serving the GTA and southern Ontario may increasingly decide to 
locate in adjacent parts of upstate New York, trading off these lower 
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land and production costs against slightly increased transportation 
costs to serve the Ontario market. If the FTA leads, as many expect, 
to increased north-south trade flows throughout North America, the 
GTA’s favoured position as the major Canadian metropolis may be 
further weakened. 


This is not to say that there are not enormous opportunities for the 
GTA and its inhabitants inherent in the FTA and changing world 
trade patterns. The point is, however, that major economic changes 
are taking place; Ontario and the GTA within it will have to 
anticipate and adapt to these changes if they are to remain 
economically competitive and continue to experience the prosperity of 
the past five decades. 


Some might argue that provincial intervention to slow the growth rate 
of the GTA (e.g. through restrictions on the availability of serviced 
land, increased taxes and related growth disincentives), coupled with 
incentives for growth in surrounding urban centres beyond the GTA 
such as Hamilton, Barrie and Peterborough (e.g. through industrial 
grants, improved infrastructure and related incentives) would relieve 
the growth pressures and costs in the GTA while retaining the 
economic benefits within the Ontario economy. 


There are two basic risks inherent in such a policy. First, its 
effectiveness in attracting growth to surrounding centres is likely to 
be quite limited, based on the provincial experience of the 1970’s in 
attempting to promote economic growth in eastern Ontario. (Recent 
success in attracting automotive assembly plants to centres such as 
Alliston and Cambridge is an exception to this experience, but future 
opportunities for attracting more automotive plants appear to be 
limited, owing to reduced market growth and increasing competition 
in the automotive industry.) Second, the production cost advantages 
of U.S. centres, in upstate New York and elsewhere, coupled with 
the reduced trade barriers resulting from the Free Trade Agreement, 
suggest that economic growth diverted from the GTA may be more 
likely to be diverted south of the border than to other parts of 
southern Ontario. 


In short, given the uncertainties of a changing marketplace and the 
obvious economic success of the GTA as a major North American 
metropolis, there would appear to be a strong argument for assisting 
that metropolis to maintain and build on its economic success and 
economies of scale, rather than attempting to achieve a 
geographically more dispersed economy and thereby risk losing the 
growth from the Ontario and Canadian economies. 
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4.5 SUSTAINABLE 
DEVELOPMENT 
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It has been noted by many that the 1990’s will be the decade of the 
environment and that, if humankind does not "clean up its act” and 
learn to tailor its development rates to the capability of the natural 
environment to support such development and absorb its wastes 
without degradation, the species will experience serious problems in 
the longer term. Evidence of this problem, at the local level, 
includes increasing concerns about air, water and soil pollution, 
continuing urbanization of prime farmlands in and adjacent to the 
GTA, and an increasing alienation from the natural world as access 
to the countryside becomes more and more difficult. At the 
provincial and national levels, loss of topsoil needed to sustain 
agriculture and food production is a long term concern, along with 
public uncertainty regarding whether Canada and its various provinces 
have achieved a sustainable level of forestry production, with a 
balance between forest harvesting and regeneration to produce a 
sustained yield. In the field of energy production, while Canada is 
blessed with renewable sources such as large hydroelectric production 
capability and a substantial forest biomass for fuel, we are also highly 
dependent on non-renewable hydrocarbon fossil fuels, a diminishing 
resource, and nuclear fission, a potent source of radioactive waste. 

In common with the rest of the world, we lack a sustainable energy 
source which is both environmentally benign and economically 
feasible, and are "making do" with available energy sources and 
technologies in the meantime. 


At the global scale, there is increasing concern regarding the 
problems of acid precipitation, produced primarily by industrial and 
automotive emissions, and global warming, resulting from rapidly 
increased consumption of fossil fuels, deforestation and other human 
activities, including agriculture. Another major concern is the 
apparent depletion of the stratospheric ozone layer owing to human 
production of chlorofluorocarbons, which may be leading to increased 
ultraviolet radiation levels at the earth’s surface with resulting threats 
to animal and plant life. 


While scientific, economic and political controversy surrounds all of 
these environmental concerns, there is a growing consensus that they 
must be addressed sooner or later if humankind is to survive in the 
manner to which we are accustomed, and the sooner the better in 
the opinion of many. Continuing rapid population growth in the 
developing countries and high per capita consumption and pollution 
rates in the developed countries are matters of prime concern. As 
pointed out by Dr. Herman Daly of the World Bank and others (10, 
11, 15) sustainable development does not necessarily mean sustainable 
growth. The distinction drawn is that growth means "bigger" while 
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4.6 SUMMARY OF 
MAJOR GTA GROWTH 
ISSUES 


Population Growth 
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development means "better". Under this thesis, the achievement of 
sustainable development on a global basis during the coming decades 
would require a reduction in population growth rates in the 
developing countries and a reduction in per capita consumption rates 
in the developed countries, leading to a better balance of per capita 
incomes and consumption, at levels which are sustainable in terms of 
natural resources and environmental quality. 


If this philosophy were applied at the GTA level, an important result 
would be the application of improved technology and related planning 
and conservation measures to achieve substantially reduced per capita 
consumption of energy (for heating, transportation, industrial uses), 
land (through more compact urban development), water (through 
pricing and other conservation measures) and other materials and 
natural resources (through more efficient production, use and re- 
use). Reductions in per capita consumption, coupled with 
technological improvements, would also substantially reduce the per 
capita contribution to environmental pollution and degradation. 

Some of these matters, as they pertain to urban infrastructure 
(transportation, water/sewer systems, solid waste disposal, 
greening/environment) are being subjected to initial quantification, at 
the strategic level, for the three urban structure concepts developed 
as part of the current study. Others are beyond the scope of the 
present study and all will undoubtedly receive increasing attention as 
our society focuses on a better equilibrium between humankind and 
the global environment. The analytical tools required for a fuller 
understanding of the interrelationships affecting this equilibrium will 
require considerable development to this end. 


At the national scale, a clear distinction should be made between the 
per capita and absolute consumption of energy, land and resources on 
the one hand, and the geographic location of the population on the 
other. There would be no overall benefit in this regard if the 
movement of people and activities from the GTA to other locations 
in Canada were to produce equal or higher per capita consumption 
rates or pollution and waste production rates at the new locations. 


Stemming from the above discussion, major issues affecting overall 
growth of the GTA can be summarized as follows: 


¢ Natural increase will become steadily less important as a 
factor contributing to future population growth, owing to 
low fertility levels and the passing of the fertile years of the 
baby boom generation; 
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if immigration from abroad remains at current levels, 
demographic projections for Canada (12) and (by 
implication) the GTA suggest that population levels would 
reach a peak during the next 35-40 years and would decline 
thereafter; 


a stable or declining population would, on the positive side, 
bring reduced pressures for new infrastructure in the GTA 
and an increased likelihood that sustainable development 
would be achieved; on the negative side would be the 
financial burden of maintaining an extensive infrastructure 
in the absence of a strongly growing tax base, and the 
challenge of achieving a prosperous economy with a stable 
or declining population. Our society would undoubtedly 
rise to these challenges if they occur, but current planning 
and actions will also have a profound impact. For example, 
the ability of our children or grandchildren to maintain a 
prosperous economy with a stable population would be 
greatly enhanced if the present generation finances 
infrastructure and other government expenditures from 
current revenues rather than passing along an even larger 
public debt than that which already exists; 


population growth in the GTA and its hinterland could be 
extended indefinitely if immigration rates were increased to 
necessary levels. Southern Ontario could become the 
"California" of the 21st century, attracting a continuing 
stream of migrants from other parts of Canada and the 
world until population densities, costs and environmental 
impacts might ultimately reduce its attractiveness to 
newcomers. This is a choice which can and will be made at 
the federal, provincial and municipal levels during the 
coming two or three decades, and it is appropriate to begin 
considering its implications now, at the strategic planning 
level. 


An important issue affecting the growth of jobs and 
incomes, as well as population, is the extent to which local 
economic factors and planning policies may attract or repel 
potential newcomers to the GTA. If the economic and 
regulatory environment is such that skilled workers and 
entrepreneurs are attracted to the GTA, its economy will 
continue to develop. If not, the economy may grow more 
slowly or become relatively stagnant; 
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similarly, if planning policies are such that a diversity of 
housing types is provided at reasonable prices, overall 
growth of the population, and the economy, will likely be 
greater than would be the case under policies which result 
in increased housing prices and possibly less diversity of 
housing types (e.g. rental/owned, suburban/central, 
detached/multiple); 


national and international economic developments, 
including: the increasingly severe impacts of Canada’s 
national debt and steadily increasing annual interest 
payments; impacts of the Canada-U.S. Free Trade 
Agreement and other factors affecting international trade, 
inflation and the stability of major world currencies; and the 
continuing existence of Canada as a single country; are 
largely beyond the control of relevant municipal and 
provincial governments, yet may have a very significant 
impact on the GTA’s continuing economic development. 


Decreases in per capita consumption rates of basic inputs 
(energy, land, water, other natural resources) and decreases 
in per capita pollution rates (air, water, soil, solid waste) 
represent important near term steps which can be taken in 
the GTA to move it towards sustainable development; 


urban structure concepts and local planning/economic 
policies in the GTA can play a significant role regarding 
some of these developments, as is being quantified at the 
strategic level by the current study; 


the issue of continuing population growth in the GTA 
mayalso be pertinent to the achievement of sustainable 
development, but is seen as a longer range issue (and one 
that may disappear as a result of demographic trends 
without the need for policy changes) which is considerably 
less important in the next 30 years than the issue of 
reduced per capita consumption and pollution levels; 


to some extent the existing planning/development policies 
and environmental regulations in the GTA, insofar as they 
may limit the rate at which serviced land becomes available 
for housing and other urbanization and therefore result in 
increased land and housing costs, are acting to retard GTA 
population growth rates. This is an important set of 
decisions by local governments, effectively trading off a 
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higher growth rate in order to maintain certain environmental 
standards and development controls, that is inherent in the 
existing situation; in this sense, and to the extent that some 
current planning policies in the GTA are attempting to achieve 
a degree of nodalization and higher densities, it is inaccurate to 
use the word "unconstrained" when referring to urban structure 
Concept 1 (spread city) which is being analyzed along with two 
more "constrained" concepts in the current study. 
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In summing up, we return to the three basic questions listed earlier 
in Chapter 1, regarding the minimal growth option for the GTA: 


1. is it seen as desirable?; 

2. could it be done?; and 

3. would any benefits outweigh the costs and risks? 
We address each of these briefly, in turn. 


By the "minimal growth" option, in this context, we mean new or 
strengthened government policies aimed at retarding or limiting the 
overall growth of employment and/or population in the GTA. 


This is, of course, a very important question and an answer to it 
would have to be forthcoming from the people and governments 
affected. 


While not attempting to answer the question, we offer a number of 
observations drawn from the material summarized in this paper and 
from the broader literature and experience in this field: 


¢ as shown in a recent public attitudes surveyin Halton 
Region, which has been experiencing relatively rapid urban 
growth in the south and, during the last half of the 1980’s, 
some population growth constraints (due to sewer capacity 
restraints) in the more northerly area around Milton, 
people living in the south tended to favour continuing 
growth at rates slower than those experienced during the 
past ten years, while those living farther north tended to 
favour a somewhat higher rate of continuing growth; 


¢ from the point of view of sustainable development, it would 
appear that actions to achieve reduced per capita 
consumption of natural resources and reduced per capita 
pollution levels are significantly more urgent and achievable 
than the issue of whether or not to reduce the rate of 
population and employment growth in any given area; 


¢ existing planning and development policies and 
environmental regulations in the GTA, insofar as they may 
be reducing the rate at which new serviced land is made 
available for development, are probably contributing to 
higher housing costs and hence to a retarding of the 


es 


ees sudo ait im ani 
st gather ae pnitritio ie adiads tite 
aN i mii) wp idler 


ir mn Lay hu boeuei ae 
beter rem i wt “leis 


SSM at 
bites Sie 
ESR an oh: ie 


omalaet, aay i 
PIG HY Pe x ot} pits at i dobyaens wesatvan oad ei Re ae 
So CB Tae el ots wh hi; thy ih “anion watt - dwn, 1 ' . . 
Aa Cyt Ahh te eT a shit pk HOPE aie a ti 
OU LO ah onli as NL OR Tae, | 
yale Lida Stine. i! Pe OOS | ‘ys oe, net, Fi detail salty hi ma Pde 
6h) DERM, abil ay GA ot Ea oe WF ON. windy yh iy Cid th 
a eas * casei, Uva a yeti ats lh ia r ane “a sais Ma) -) 
Lh ah bn Bal ed ont ya eek meee 
hata id lb abi cab nails oun Ww ‘wool 0 it ea “igi ; | 
at) nk koe ten val! nt Nab ein ue ; 
whi 0 wg Kramers tac eesti sei isi te Pe aad | ; 
told mvvtiel nds Kitna Seng sia ceca caer ork banat nyc Sosy 


Vay A ¥ 
Le. ade ha 


nesters 


4 stk: soho rt 
oii ve Toe tha Ei: ily Maris 6a whi “moe! pwn nae ier” 


“a vi. iit ais aie 


* 


ee even mapuirinyy nanny 
: Whoo = itn ctraiong iawiove) 
evap nani " é gies a. uh er ‘eae 
¥ SH: mua 2 wing ssh Ce ahd | itlowiat 


iy 


ait thy . 


Ate 


aii at “eobargeny ay, om pilin, 300. Bn a 
eats me i: Bi pak mitt thptsat vid oy Ay roe 


gfe ailyi ores p ii. cite ae L ‘ 


Gi do G0 allivaer "bev ane it Peale 


ae oovig yng ab save tant haem ais Lat an 


) ! " id weieon) teomachwens baw apinasla, pokteloeh: i " as 


yon Yat a whoa 28, 


ove & bel Leonie voan dolatw ie opey sali 


TO oct of suobalugat Winomives 
grin gel 


i gaiudranios. yidedony oan, Joemaglwenb:-a0l sitialiens 


os I> gottrusiat 


a nb sonod bie atK09 — wee. 


spat ppememge oem Pron 2 NURIA oe wlceoolaahadesireiighaliagiieaiimialion 
} : <4 “a 5 : : ‘ 


ti 
Pp bee en J 


a aa 


~ 
if 


Se een 


5.2 IF DESIRABLE, 
COULD THE GTA 
MINIMAL GROWTH 
OPTION BE 
ACHIEVED? 


Greater Toronto Area Urban Structure Concepts Study: 
Background Report No. 2: Minimal Growth Option 


population and economic growth rate of the GTA at 
present, although the extent of this would be very difficult 
to estimate. The escalation of housing costs, whatever its 
causes, is a severe disbenefit to those wishing to enter the 
GTA housing market; 


¢ demographic trends in the GTA and Canada (and most of 
the developed world) are such that population levels are 
growing at increasingly slower rates and are likely to peak 
during the next 35-40 years and then start declining, unless 
offset by increased immigration from other countries; 


¢ national policies on international immigration to Canada are 
therefore likely to be the major determinant of the 
population growth rate in the GTA, particularly during the 
last half of the 30 year period under study. 


¢ International experience, as discussed briefly in Chapter 3 
of this paper, suggests that, barring the types of extreme 
controls which have been applied in some totalitarian 
countries, it is very difficult for democratic governments to 
conceive and apply policies which will effectively cap the 
overall growth of a major metropolitan area. This is 


particularly the case in situations where there remains a 
substantial rural population in the metropolitan hinterland or 
other parts of the country in which it is situated, or 
situations in which that country is receiving significant 
immigration from other countries; 


e in situations where the surrounding countryside has a 
relatively low rural population (as is now the case in 
Canada and most developed countries) international 
immigration becomes the most important variable affecting 
continuing metropolitan growth, as already noted above 
regarding the GTA. Except through indirect influence on 
the national government, municipal and provincial 
governments do not have policy control over this variable. 
Federal policies affecting demand (e.g. immigration levels, 
interest and mortgage rates) can have an immediate impact 
while provincial and municipal policies which are more 
supply oriented (e.g. delivery of housing, infrastructure and 
other municipal services) often require substantial time to 
respond to significant changes in demand. The importance 
of an interrelationship among relevant policies at the three 
levels of government is apparent; 
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municipal and provincial governments are, of course, able to 
impose restraints on the availability of serviced land and 
other regulations which are likely to have the impact of 
producing increased land and housing costs and thereby 
exert a retarding influence on the overall growth rate, as 
discussed earlier in Chapters 2 and 4 and noted in 
Section 5.1 above. In times of rapid growth, such as have 
been experienced during the past six or seven years in the 
GTA, normal approval processes and environmental 
regulations are likely to lag somewhat behind demand, 
thereby inadvertently increasing the retarding effect. The 
evidence (e.g. very significant increases in housing prices) 
suggests that this occurred in the GTA during the period 
1983-1989, but it would be very difficult to estimate the 
amount of population and economic growth which may 
have been "lost" as a result. 


This again is a question that would have to be answered by the 
people and governments affected. Some observations based on the 
facts and discussion presented herein, are as follows: 


the most important policy reasons for government 
intervention to slow the overall GTA growth rate would 
likely be to provide time so that additional infrastructure 
could be installed to catch up with deficiencies, provide an 
appropriate level of service to inhabitants, and maintain or 
improve the quality of the environment. All of these 
benefits could be achieved through an accelerated 
infrastructure improvement program and related planning 
policies affecting urban structure (population/employment 
distribution and densities) within the metropolitan area, as 
is being analyzed under the current Urban Structure 
Concepts Study. If infrastructure costs and deficiencies, 
due to rapid growth, are the main motivation for proposing 
steps to retard the overall growth rate, it seems likely that 
the alternative of providing improved infrastructure and 
related planning policies would be a better way of 
addressing the problem; 


the above observation is offered in the context of 
substantial evidence (some of it summarized in this paper) 
that government intervention to retard overall metropolitan 
growth rates tends to drive up land and housing prices, may 
even then be relatively ineffectual if growth pressures are 
strong enough and, if the metropolitan economy is not 
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particularly strong, may result in significant economic loss to 
the metropolis. Owing to recent and ongoing changes in 
world trading patterns, high levels of public and private 
sector debt in Canada and many other countries, and 
related fiscal, economic and political problems in Canada 
and abroad, this would appear to be a particularly 
inauspicious time to contemplate government intervention 
aimed specifically at slowing the rate of growth of the 
GTA. While the intent of such a policy might be to 
channel growth to surrounding municipalities such as 
Hamilton, Cambridge, Barrie, Peterborough or Kingston, 
there is no guarantee that the growth would not be 
diverted to U.S. centres such as Buffalo, Lewiston, 
Charlotte and Atlanta; 


¢ In summary, several potential costs and risks of intervention 
to slow overall GTA growth should be noted: 


land and housing prices may be further escalated, with 
resulting economic and social costs felt more strongly by 
less affluent sectors of the population; 

the intervention may be relatively ineffective in slowing 
growth, even though housing prices are driven up, 
because of strong external growth pressures; 

if growth pressures in terms of in-migration and 
economic growth opportunities are weakening, the 
intervention may trigger a local recession and a period 
of decline or stagnation in the GTA, with growth 
possibly diverted to upstate New York and other U.S. 
centres able to serve the Southern Ontario market 
competitively because of lower U.S. costs for land, 
labour, food, fuel and most manufactured products; 

the balance between population and economic growth 
may be disturbed such that economic growth is curtailed 
while population growth continues, resulting in lower 
per capita incomes and a reduced standard of living. 


In short, intervention to curtail overall growth would be a risky 
undertaking, with large associated uncertainties. 
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